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Interactions, Iteration and Early Institutionalization: 





Since its inception, GLOBALGAP has transformed from an informal grouping of retailers into a 
highly elaborate regulatory organisation. This chapter critically examines GLOBALGAP’s development. 
I argue that, through an iterative process of legitimation, actual and anticipated interactions with 
state, market and civil society actors led GLOBALGAP to develop structures, practices and processes 
that sought to enhance representation and participation of structurally weaker parties such as 
smallholders, whilst also addressing concerns relating to the exclusionary effect of its standards.  I 
tease out how, as non-state regulatory organisations emerge and develop, they respond to actual and 
anticipated governance interactions in order to build, maintain and repair their legitimacy. Crucially 
however, early institutionalisation confers power upon particular actors, crystallises an organisation’s 
identify and lays the foundations for the achievement of its goals. Consequently, the enduring nature 
of early this institutionalisation can temper the potential for governance interactions to advance 
democracy, justice and fairness within non-state regulatory organisations. 
 
Keywords 
Food Regulation, legitimacy, transnational regulation, private regulation, GLOBALGAP 
 
1. Introduction 
As non-state regulatory organizations emerge and develop, they respond to anticipated and 
actual governance interactions to build, maintain and repair their legitimacy. These interactions span 
not just cooperation, enrolment and co-option, but also antagonistic interactions characterized by 
provocation and conflict (Eberlein et al. 2014). This chapter examines the emergence and subsequent 
development of GLOBALGAP, a retailer-led transnational business governance organization that 
regulates good agricultural practices (GAP) in the areas of crops, livestock and aquaculture. 
GLOBALGAP develops GAP standards, oversees a system of implementation based upon third-party 
certification and benchmarking (Casey 2017). I foreground GLOBALGAP’s interactions with market, 
state and civil society actors and the role that these interactions played in organization’s legitimation. 
 What would eventually become GLOBALGAP began in 1996 as an informal grouping of fresh 
produce quality managers, technical managers and purchasers from 13 European retailers (Möller 
1998a, p. 71). The grouping was driven by three significant changes in the legal landscape of European 
food retailers. Firstly, at the national and European Union (EU) level, governments shifted regulatory 
responsibility from the state to food business operators. The United Kingdom’s Food Safety Act 1990 
was the starting point for this devolved responsibility (Scott 1990). Under this ‘benchmark piece of 
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devolutionist legislation’, primary responsibility for ensuring the safety of all branded food products 
and fresh unpacked (unbranded) products rested on the final supplier (Campbell, Lawrence, and Smith 
2006, p. 71). Following the BSE crisis, the EU adopted a similar approach (ibid). Regulation 178/2002 
placed the primary responsibility for ensuring compliance with food law, particularly in relation to 
food safety, upon food business operators. Secondly, EU product liability rules were extended in the 
wake of the BSE crisis to include primary agricultural products. Finally, the EU reduced Maximum 
Residue Levels (MRLs) for pesticides. These changes created risks and incentives that drove the 
development of new forms of regulation of food safety and quality.  
 The 13 retailers called themselves the Euro-Retailers Produce Working Group (EUREP) and 
established a formal membership model to finance the group (Hofmans 1999, p. 6). EUREP described 
itself as a ‘technical working party aimed at promoting and encouraging best agricultural practice in 
the fruit and vegetable production industry’ (Garbutt 1999, p. 5). Over the next years, EUREP engaged 
in a process of enrolment and sought to expand its membership (Bell and Shelman 2009, p. 3). In 2007, 
EUREPGAP re-branded itself GLOBALGAP (GLOBALGAP 2007). By the end of 2015, GLOBALGAP’s 
membership had expended to 47 retailer members, 190 producer and supplier members, 153 
associate members, and over 150,000 certified producers worldwide.  
 In this chapter, I argue that an iterative process of legitimation, interactions and the 
anticipation of interactions with state, market and civil society actors led GLOBALGAP to enhance the 
representation and participation of structurally weaker parties such as smallholders, and to address 
concerns about the exclusionary effects of its standards. State, market and civil society actors sought 
to shift GLOBALGAP towards accommodating both a ‘logic of control’ and a ‘logic of empowerment’ 
(Auld, Renckens, and Cashore 2015). A logic of control places transnational business governance 
organizations on a path that prioritizes the integrity of the regulatory system and the creation of 
mechanisms that effectively regulate behaviour and ensure compliance. A logic of empowerment, by 
contrast, prioritizes the participation in governance organizations of actors that are marginalized in 
supply chains. However, early institutionalization can confer power upon particular stakeholders and 
crystallize a dominant logic (ibid). I contend that the enduring nature of early institutionalization 
shaped GLOBALGAP’s responses to legitimacy demands from state, market and civil society actors, 
and in so doing, tempered the potential for these governance interactions to advance democracy, 
justice and fairness within the organization.  
The chapter proceeds in four parts. Section 2 presents the theoretical framework. Section 3 
outlines the ways in which GLOBALGAP managed its legitimacy in its early years by anticipating 
legitimacy demands and learning from past experience. Section 4 examines how the structures, 
practices and processes developed in its early years were challenged as GLOBALGAP expanded, and 
its interactions with state, market and civil society organizations increased. Finally, Section 5 draws 
attention to the enduring nature of the structures, practices and processes that GLOBALGAP 
developed in its early years, and how early institutionalization can temper the inherently iterative 
nature of legitimacy management.  
 
2. Legitimacy and Legitimation 
Legitimacy has been long recognised as ‘an important resource that organizations need to 
actively gain and maintain through interaction with their environment to be successful’ (Richardson 
and Eberlein 2011, p. 221). As such, legitimacy is one of the main drivers for transnational business 
governance interactions and the conferral of legitimacy is one of the key effects of such interactions 
(Eberlein et al. 2014). In what follows, I outline my understanding of GLOBALGAP’s legitimation and 
the role that governance interactions play in this process (Casey 2017).  
2.1 Embedded Regulators  
The key to understanding the legitimating dynamics of non-state regulatory organizations lies 
in the recognition of their embeddedness in an environment, which constrains and empowers the 
adoption of particular structures, practices and processes. The notion of embeddedness rests upon a 
Casey Interactions, Iteration and Early Institutionalization (2018) 
 
TBGI Project Working Paper No. 27  Page 3 
theoretical shift in the study of organizations from a closed, rational approach to an open systems 
model (Meyer 2008, p. 453). While a closed systems perspective viewed organizations as hermetically 
sealed from their environment, open systems approaches focus our attention on organizations 
interaction with, and interdependency on their environments (Scott 1998, pp. 112-7). Scholars have 
carried forward these insights in an attempt to understand the actions and interactions of 
transnational business governance organizations. Transnational business governance schemes, 
Doorey explains, ‘are a function of developments in the broader social environment’ as the social 
forces within an organisation’s environment shape its ‘interactions, strategies and outputs’ (2015, p. 
464). Further, as Bernstein argues, ‘what constitutes legitimacy results from the interaction of the 
community of actors affected by the regulatory institution … with the broader institutionalized norms 
… that prevail in the relevant issue area’ (2011, p. 19). As such, legitimacy demands stem from 
pressures by the stakeholders and the rules, norms and cognitions that occupy the environment within 
which non-state regulators are embedded.  
The legitimacy of transnational business governance organizations is rooted in the evaluations 
and assessments of their sources of legitimacy – their legitimacy communities (Black 2008, p. 144). 
The acceptance and legitimacy of a regulator flows from congruence between a regulator’s structures, 
practices, processes and outputs and its legitimacy communities’ ‘beliefs or expectations or ... 
interests’ (ibid). As Gulbrandsen emphasizes, ‘a non-state standards organization must obtain 
legitimate rule making authority and accept answerability to salient constituencies in its organizational 
field’ (2008, p. 568). For legitimacy to be granted, therefore, organizations must be cognisant of and 
responsive to the legitimacy demands of those actors whose behaviour they seek to shape, or from 
whom they seek support (Tyler 2006, p. 392).  
 Identifying GLOBALGAP’s legitimacy communities starts in the agricultural supply chain. This 
supply chain ‘directs and frames political struggle of the external audience’ as, at each of its stages, 
market actors choose whether or not they are willing to support GLOBALGAP’s activities (Cashore 
2002, p. 512). Here, we must distinguish between supply-side actors such as producers and demand-
side actors such as retailers (Cashore, Auld, and Newsom 2004, pp. 23-6). It is also important to 
recognise actors operating in the verification market, including inspection, certification and 
accreditation bodies, as important legitimacy communities for GLOBALGAP, as well as other non-state 
governance organizations such as the Global Food Safety Initiative (GFSI) (Tamm Hallström and 
Gustafsson 2014).  
State actors represent another significant legitimacy community for GLOBALGAP. States have 
a direct economic interest in the trade of agricultural products, and develop national food safety and 
quality standards that interact and compete with non-state standards. At the intergovernmental level, 
the United Nations Conference on Trade and Development (UNCTAD), the Food and Agricultural 
Organization (FAO) and the United Nations Industrial Development Organization (UNIDO) are three of 
the most prominent intergovernmental organizations with interests in the regulation of agricultural 
value chains, particularly in developing countries. The World Trade Organization (WTO), Codex 
Alimentarius Commission (Codex), the World Organization for Animal Health (OIE) and the 
International Plant Protection Convention (IPPC) are also significant. The latter three organizations 
develop international standards that interact and compete with GLOBALGAP standards, making these 
organizations a potential source of legitimacy for GLOBALGAP at the international level.  
Civil society actors shape non-state regulatory organizations such as GLOBALGAP through 
interactions such as enrolment, collaboration, provocation and conflict (Bartley 2007, p. 310). Civil 
society actors include campaign-based non-governmental organizations (NGOs) such as Greenpeace, 
OXFAM, Friends of the Earth, and the Pesticide Action Network. Other civil society actors are 
certification-based NGOs, such as the World Wildlife Fund (WWF) and the meta-regulator the ISEAL 
Alliance and its members. Finally, civil society actors may also take the form of representative 
organizations such as Bureau Européen des Unions de Consommateurs (BEUC). 
 However, it is necessary to look beyond the demands of legitimacy communities, and examine 
legitimacy demands that take the form of institutionalized norms that structure the environment in 
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which transnational business governance organizations are embedded (Djelic and Sahlin-Anderson 
2006b, p. 21). As Wood and colleagues have observed: 
 
Theoretical frameworks … that analyse strategic action in isolation from the social 
structures in which it occurs, will fail to grasp all the dynamics of governance 
interactions (2015, p. 350). 
 
Scholars have begun to explore the social structure norms that constrain and empower contemporary 
transnational business governance organizations (Djelic and Sahlin-Anderson 2006a, pp. 382-3; 
Bernstein 2011; Auld 2014; Auld, Renckens, and Cashore 2015). Perhaps the most pertinent of these 
norms for this chapter is ‘democratization’. This normative pressure takes the form of promoting a 
model of governance that provide structures and procedures that advance transparency, openness, 
representation, participation, deliberation and consensus. 
2.2 Managing Legitimacy  
Early scholars’ suggestions that organizations were passive to the uniform pressures exerted 
within institutional environments neglected the possibility for organizations to act strategically in their 
reaction to such pressures, and the role of choice, agency and interests in such actions (Child 1972, p. 
4; DiMaggio 1988, pp. 3-22). Given the complexity of environments that impose diverse and 
potentially conflicting legitimacy demands, seams of latitude emerge (Suchman 1995, pp. 585-6). 
These seams emerge from the tension created by the inability to integrate all legitimacy demands and 
the bounded nature of possible action if a regulator is to survive (ibid). Within this setting, 
organizations ‘can and do formulate strategies for fostering legitimating perceptions of desirability, 
proprietary and appropriateness’ (ibid, p. 577). Given the multitude of legitimacy demands and the 
potential for conflict amongst them, non-state regulatory organizations must decide which sources of 
legitimacy to respond to (Scott 1987, p. 502).  
It has been argued that this decision, which lies at the heart of legitimacy management, is 
shaped by the actor making legitimacy demands and the content of those demands (Oliver 1991, p. 
161). Organizations have central and peripheral legitimacy communities (Suddaby, Cooper, and 
Greenwood 2007). These legitimacy communities exert different degrees of influence, which can 
change over time (ibid). A legitimacy community may have influence over an organization for a 
number of reasons. Regulatory organization may be dependent upon certain actors for important 
resources such as capital, expertise, endorsements or personnel (Oliver 1991, p. 164). Further, 
legitimacy communities may be represented within an organization or have the power to determine 
its response given the organisation’s decision-making and membership structure (Pache and Santos 
2010, pp. 160-1). Indeed, a regulatory organisation’s governance structure  acts as a ‘filter’ for 
legitimacy demands (Greenwood et al. 2011, pp. 342-6). The content of legitimacy demands and the 
means by which they are imposed are also significant for understanding organizations’ management 
of legitimacy (Oliver 1991, pp. 167-170). An organization’s identity, goals and objectives may temper 
its response to legitimacy demands as conformance may interfere with the organization’s ability to 
fulfil its core mission or may jar with its identify (Oliver 1991, pp. 164-7; Pache and Santos 2010, pp. 
459-460; Greenwood et al. 2011, p. 347). In this context, Auld and colleagues speak about challenges 
to the particular logic of a transnational business governance organization, and the willingness of 
organizations such as the Forest Stewardship Council (FSC) to accommodate demands that seek to 
shift the organization from one logic to another (Auld, Renckens, and Cashore 2015).  
Legitimacy is ‘always problematic’ as social values and expectations are often ambiguous, 
contradictory and ever evolving (Ashforth and Gibbs 1990, p. 177). What constitutes legitimate 
structures, practices and processes is not stable and is difficult to anticipate in advance (Boström and 
Tamm Hallström 2013, p. 102). Non-state regulatory organizations must build, revise and recast 
themselves in order to manage their legitimacy. While legitimation is inherently iterative, the early 
institutionalization of structures, practices and processes can have a significant impact on it by 
cementing the distribution of power within an organization and crystallizing a dominant organizational 
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logic (Tamm Hallström and Boström 2010, p. 111). The enduring nature of early institutionalization 
can thus temper the potential for governance interactions to advance democracy, justice and fairness 
within non-state regulatory organizations. 
 
3. Anticipation and Learning 
Those involved in the emergence of non-state regulators cannot know in advance what actors 
the organization will interact with, or indeed the legitimacy demands that will be made of the 
organization. GLOBALGAP’s management of legitimacy in its early years was anticipatory and relied 
upon its founders’ prior learning and experience. The anticipatory nature of legitimacy management 
in an organization’s infancy is central to the iterative nature of legitimation.  
3.1 Anticipating Demands  
While retailers were the driving force behind GLOBALGAP, the organization sought support 
from producers and suppliers in 1999 and  opened the organization to associate members, including 
producers, suppliers, certification bodies, agricultural consultancies and other organizations. Through 
this process of enrolment, associate members could participate in the organization’s technical sub-
committees and contribute to the development of the GLOBALGAP protocol (Hofmans 1999, p. 6). 
Although GLOBALGAP had little interaction in its early years with stakeholders beyond the associate 
membership constituency, it sought to anticipate legitimacy demands from both state and civil society 
organizations.  
 An important change in GLOBALGAP’s governance occurred in 2000. The organization 
adopted a three-tier membership structure, which still exists today, comprising retail members (tier 
1), supplier and producer members (tier 2), and other associate members (tier 3). It also proposed to 
create a formal supply-chain partnership of retailers, producers and suppliers (EUREPGAP 2001a). The 
retailer, producer and supplier members of GLOBALGAP adopted the proposal for a formalized supply-
chain partnership at a joint meeting in January 2001 (EUREPGAP 2001a). They created a Steering 
Committee and a Technical and Standards Committee, constituted by retail and supplier members 
only, as GLOBALGAP’s core decision-making bodies (EUREPGAP 2001c, EUREPGAP 2001d). 
Interestingly, there was also an ambition to establish a broader multi-stakeholder GLOBALGAP Council 
composed of state and civil society actors, which would have had a consultative role (EUREPGAP 
2001b; van der Grijp 2008, p. 127).  
The opening up of GLOBALGAP’s membership and the establishment of the supply-chain 
partnership signalled to broader stakeholders that GLOBALGAP had support from the entire supply-
chain and was not just a retail-led initiative. Furthermore, in expanding its membership, GLOBALGAP 
anticipated and responded to possible demands of civil society and state actors to legitimate its 
governance and standard setting (EUREPGAP 2000; Möller 2006, p. 26). A GLOBALGAP representative 
opined that a governance structure ‘involving all supply-chain stakeholders’ would lead ‘to a high 
acceptance throughout the sector including Governments and NGOs’ (EUREPGAP 2000). The 
organization also noted that ‘[a]cceptance by NGOs and Consumer organizations as well as 
governments and their organizations can be achieved by including them in the advising and standard 
setting structures’ (EUREPGAP 2001e, p. 16).  
The anticipatory nature of GLOBALGAP’s legitimation extended beyond its governance and 
standard setting and to the organization’s system of implementation. An interviewee pointed out that 
third-party certification was not commonly used to implement food safety and quality standards when 
GLOBALGAP was established. The development of the organization’s system of implementation based 
upon accredited third-party certification was a response to demands from accreditation bodies, but 
also an attempt to gain acceptance from civil society, state and market actors by anticipating a variety 
of potential legitimacy demands from these stakeholders (Casey 2017). In 2000, following 
recommendations from accreditation bodies, the retail membership of GLOBALGAP decided that 
third-party certification would be required for all grower options (Möller 2000; Casey 2017). Once the 
implementation system based upon accreditation to ISO Guide 65 was established, the chairperson of 
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GLOBALGAP’s Technical and Standards Committee emphasized that ‘[t]he key to all stakeholder and 
government recognition of ... schemes is an ISO accreditation’ (EUREPGAP 2001e, p. 16). Furthermore, 
a GLOBALGAP representative observed that accredited third-party certification would ‘also help 
guarantee transparency towards media and challenges from non-governmental organisations’ 
(Garbutt and Möller 1999, p. 32). Thus, GLOBALGAP anticipated that accredited third-party 
certification would provide broad acceptance from state and civil society actors, along with the 
support the organization received from market actors. 
3.2 Learning and Past Experience  
The establishment of the supply-chain partnership and a system of implementation based 
upon accredited third-party certification were responses to actual legitimacy demands from market 
actors and anticipated demands from state and civil society actors. However, the prior learning and 
experience of the GLOBALGAP’s founders heavily influenced the organization’s legitimation and 
responses to these demands. As Schleifer notes, ‘[i]nstitutional entrepreneurs and their choices are 
often informed by the lessons they draw from their experiences and the experiences of others’ (2015, 
pp. 6-7). 
 GLOBALGAP’s founders drew upon their prior experience and learning from other regulatory 
organizations in their attempt to legitimate GLOBALGAP’s governance and standard setting. The 
understanding of the importance of producer and supplier participation was gained through previous 
experience in establishing a beef labelling scheme in Germany (Wise 1998, p. 96; Möller 1998b). The 
idea of industry control of key decision-making bodies along with a broader stakeholder consultative 
council was also a consequence of prior learning. A number of GLOBALGAP’s founding members had 
been part of the UK’s Assured Produce Scheme. Inspiration for the supply-chain partnership model 
appears to have come from GLOBALGAP’s initial study of the Assured Produce Scheme’s partnership 
between the National Farmers Union and retailers (ibid). Furthermore, the Marine Stewardship 
Council (MSC) developed a similar consultative body in July 2001 (Gulbrandsen 2008, pp. 571-2). As 
such, the supply-chain partnership and the proposed GLOBALGAP Council can be seen as conscious 
mimicry of existing institutional models and conformance with the institutional force of 
democratization. 
Prior learning influenced not only standard setting and governance but also GLOBALGAP’s 
approach to the implementation of its standards. Reflecting upon the experience of the Assured 
Produce Scheme, a GLOBALGAP report noted that:  
 
[A]n independent verification system is an essential part of any credible and 
transparent assurance scheme. Experience shows that consumers and opinion 
formers place little reliance on self-regulation (Wise 1998, p. 96). 
 
Thus, GLOBALGAP’s move to accredited third-party certification was a response to anticipated 
legitimacy demands. Importantly, however, GLOBALGAP’s response was, in large part, informed by 
the experience and lessons learned by its founders.  
 GLOBALGAP had very little interaction with state and civil society actors in its early years and 
remained largely under their radar as it emerged (EUREP 1999). During this period, GLOBALGAP 
focused on enrolling market actors such as retailers, producers and suppliers, as well as certification 
and inspection bodies. Nevertheless, it is striking the extent to which GLOBALGAP sought to anticipate 
the legitimacy demands of state and civil society actors, and the degree to which its legitimacy 
management was informed by prior learning and experience. However, non-state regulatory 
organizations cannot know in advance exactly whom they will interact with, or what demands 
stakeholders will make of them. Indeed, ‘legitimacy cannot be a stable condition but is something fluid 
that must be repeatedly created, recreated, and conquered’ (Boström and Tamm Hallström 2013, p. 
102). 
 
Casey Interactions, Iteration and Early Institutionalization (2018) 
 
TBGI Project Working Paper No. 27  Page 7 
4. Interactions and Responses 
Managing legitimacy becomes particularly problematic as non-state regulatory organizations 
expand in scope, scale and complexity, and are subjected to conflicting demands from an increasing 
number of legitimacy communities (Ashforth and Gibbs 1990, p. 177). This section examines 
GLOBALGAP’s inability to fully anticipate and satisfy the legitimacy demands of market, state and civil 
society actors as the governance, standard setting and implementation systems initially developed. In 
response, GLOBALGAP iteratively rebuilt, revised and strengthened its governance, standard setting 
and implementation activities into order to manage its legitimacy.  
4.1 Increased Interaction and Demands  
The years following 2001 saw increased criticisms of GLOBALGAP’s governance and standard 
setting by market, state and civil society actors. Producers and suppliers challenged the extent to 
which the supply-chain partnership gave them sufficient influence and voice within the organization 
(Leighton 2002; 2003; 2006). Civil society and state actors demanded that GLOBALGAP open up to 
wider stakeholder representation. For example, during the 2001 GLOBALGAP conference in Bologna 
an FAO representative stressed that GLOBALGAP must ‘undertake greater consultation with 
stakeholders to ensure that it responds to diversity’ (Tallontire et al. 2008, p. 15). State actors also 
requested direct consumer representation within the organization (EUREPGAP 2003, p. 4). UNCTAD 
and the European Commission called for wider stakeholder involvement in GLOBALGAP’s governance 
to ensure representation of all stakeholders’ views and interests (Hoffmann and Vossenaar 2007, p. 
19; Interview). In 2002, the European Commission observed that GLOBALGAP did not have an open, 
public and documented consultation process, and that there were limited mechanisms for 
participation of interested parties (European Commission 2002). The report concluded that 
GLOBALGAP failed to meet the participation requirements found in ISO standard-setting guidelines. 
Civil society actors also demanded that GLOBALGAP provide stakeholder participation beyond market 
actors within its governance and standard setting, and expressed concerns about the organization’s 
openness and transparency. Indeed, an interviewee stressed that NGOs shared the concern for multi 
stakeholder participation and transparency within non-state regulators’ governance and standard 
setting (see also Greenpeace 2010, p. 3). 
One of the more prominent criticisms of GLOBALGAP has been the limited participation of 
smallholders within its governance and standard setting (Interview). An interviewee explained that 
the German semi-state development agency Deutsche Gesellschaft für Technische Zusammenarbeit 
(GTZ) requested that GLOBALGAP ‘open up some representation space’ for small holders within its 
governance structure. Further, UNCTAD reported in 2006 that GLOBALGAP standards did not 
‘adequately take into account local conditions of developing countries’ and that there was ‘a need for 
more dialogue between representatives of private-sector standard-setting organizations, 
governments and producers/exporters in developing countries’ (Hoffmann and Vossenaar 2007, p. 
18).  
 Concerns about participation in and transparency of GLOBALGAP’s standard setting procedure 
were voiced loudly within the WTO Committee on Sanitary and Phytosanitary Measures (SPS 
Committee). The Chairperson of GLOBALGAP, Nigel Garbutt, attended a side event during the 2007 
WTO SPS Committee meeting (World Trade Organization 2007b). During the main meeting, St. Vincent 
and the Grenadines, the Bahamas and Egypt called for non-state standard setting organizations such 
as GLOBALGAP to ‘ensure the involvement of producers in developing the standards’ (ibid, p. 10). 
Further, state actors argued that ‘proliferation of private standards’ raised concerns about the lack of 
transparency in the manner that the standards are set (ibid, p. 10). An Interviewee noted that the 
concerns raised within the SPS Committee had a significant influence on how GLOBALGAP responded 
to concerns relating to the participation of smallholders within its governance and standard setting.  
 GLOBALGAP’s system of implementation was also the subject of criticism. While stakeholders 
recognised the cost of implementation borne by producers as an issue, this issue became increasingly 
vocalized as GLOBALGAP expanded. Producers, state and civil society actors communicated concern 
to GLOBALGAP about the cost of implementation and the exclusionary impact of these costs on 
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producers in both developed and developing countries (see for example COLEACP/PIP, p. 2; World 
Trade Organization 2007a, p. 4; UNCTAD 2005; World Trade Organization 2005; World Trade 
Organization 2006b, p. 11; World Trade Organization 2006a; Freshfel 2006). An interviewee explained 
that, like many states, civil society actors viewed the cost implications for producers negatively and 
had communicated these concerns to GLOBALGAP. The interviewee stressed that GLOBALGAP’s 
certification practices meant that ‘there was no element of equity at the bottom of the value chain’, 
and that there was ‘nothing in the structural arrangements of GLOBALGAP to deal with such inequity 
in relation to the cost of compliance’. 
4.2 Continued Learning and Responding to Legitimacy Demands 
In developing certain standards, GLOBALGAP engaged in a process of co-option, cooperation 
and enrolment of actors within the standard setting process. For example, to develop the GLOBALGAP 
Risk Assessment on Social Practices standard (GRASP, a voluntary add-on module that assesses the 
social practices in the primary production process), GLOBALGAP and the retailer COOP sought 
cooperation through a public/private partnership with GTZ between June 2005 and April 2007 (Heise, 
Uhlig, and Vonwiller 2007). In developing the shrimp base of its aquaculture standard, GLOBALGAP 
directly engaged with the NGOs Oxfam/Novib and the International Union for Conservation of Nature 
(IUCN) (Interview; van Mulekom and Parr 2007). The standard setting process for both the GRASP add-
on module and the aquaculture shrimp standard provided not just broader consultation than previous 
GLOBALGAP standards, but also introduced novel participatory mechanisms such as stakeholder 
workshops (Heise, Uhlig, and Vonwiller 2007; Garbutt 2008). Tallontire et al note that ‘[t]he 
aquaculture standard development process … appear[ed] to mark a significant change in stakeholder 
engagement, demonstrating a new openness’ (2008, p. 17). The learning that took place in the 
development of these standards, and through GLOBALGAP’s cooperative interactions with state and 
civil society actors such as GTZ and Oxfam/Novib, carried forward into GLOBALGAP’s general approach 
to standard setting and its response to the concerns relating thereto.  
 The 2006 GLOBALGAP conference in Prague, which was part of a standard revision process 
ending in 2007, sought to provide not only greater transparency about the revision process, but also 
more space for participation in it (EUREPGAP 2006). UNCTAD noted that the 2007 revision process 
was ‘an indicator of progress’ towards greater transparency and participation (World Trade 
Organization 2007a, p. 9). By the end of 2006, GLOBALGAP also began to draw upon the transparency 
and participation requirements contained in international standards to legitimate its standard revision 
process and respond to increasing concerns raised by market, state and civil society actors (Casey 
2017). 
 In 2011, GLOBALGAP began to introduce new Stakeholder Committees to formalize wider 
stakeholder participation in its governance structures. An interviewee noted that, due to the limited 
success of previous efforts to integrate wider stakeholder participation within the organization, a 
more focused attempt was employed to target specific stakeholder groups. Membership of the 
Stakeholder Committees consisted of individuals from retail, producer, supplier, certification body, 
research, NGO, governmental, standard setting, consultant and information technology organizations 
(GLOBALGAP 2012). The Stakeholder Committees have since been transformed into focus groups. The 
establishment of the Stakeholder Committees and focus groups suggests GLOBALGAP’s continued 
perception of the importance of wider stakeholder participation within its governance for the 
acceptance of the organization by certain market, state and civil society actors.  
From 2007, GLOBALGAP responded to the increasing criticisms of the closed nature of the 
supply-chain partnership by acknowledging ‘that there are particular issues to be considered with 
regard to smallholders, especially those in Africa and other parts of the developing world’ (Tallontire 
et al. 2008, p. 15). The creation of an African Observer and a Smallholder Taskforce in 2007 and 2008, 
respectively, sought to integrate smallholders within GLOBALGAP’s governance and standard setting. 
These initiatives, developed in cooperation with GTZ and the UK Department for International 
Development (DFID), were designed to represent African smallholders at both Sector Committee and 
Board level (African Observer 2007; GLOBALGAP 2007).  
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The African Observer project and many of the developments discussed previously are part of 
a trend to open GLOBALGAP to wider participation and consultation (Tallontire, Opondo, and Nelson 
2013, p. 8). Transnational business governance organizations ‘have to adjust and evolve to meet 
changing and growing expectations around their democratic and inclusive character’ (Auld, Renckens, 
and Cashore 2015, p. 118). Wood and colleagues prompt us to look beyond interactions with actors 
to incorporate interactions with structural features such as norms and discourses (2015, p. 350). In 
understanding this move towards the opening up of GLOBALGAP, we must also pay attention to the 
important role that that dominant discourse of democratization plays in this process (Djelic and Sahlin-
Anderson 2006a, pp. 382-3).  
 GLOBALGAP also responded to key legitimacy demands in relation to its system of 
implementation. It recognized the cost of implementation as an important issue at an early stage and 
introduced the option of group certification as a means to reduce the costs for smallholders (Hofmans 
and Garbutt 2001, Supplement, p. 3). Between 2004 and 2006, GLOBALGAP cooperated with UNCTAD 
in a project aimed at understanding how smallholders in developing countries could comply with food 
safety standards and gain access to export markets (Garbutt and Coetzer 2005). In so doing, 
GLOBALGAP representatives focused their attention on the ability of national producer organizations 
and states to benchmark national GAP schemes against the GLOBALGAP standard. GLOBALGAP also 
cooperated with GTZ to develop a GLOBALGAP Smallholder Manual and engaged in stakeholder 
consultation in relation to the development of a more effective means of group certification 
(EUREPGAP 2005, p. 40; Tallontire et al. 2008, p, 17; GTZ 2010; African Observer 2008). 
GLOBALGAP built, revised and recast itself in an iterative, trial-and-error manner in order to 
manage its legitimacy. The anticipatory nature of legitimacy management in a non-state regulatory 
organization’s early years can lead to structures that do not meet the later expectations of the 
organization’s legitimacy communities. Further, as non-state regulatory organizations expand, they 
attract new legitimacy communities whose demands may conflict with the organization’s extant 
structures, practices and processes. As GLOBALGAP’s legitimacy communities expanded beyond 
market actors such as large retailers and producers with key concerns relating to food safety, to 
include both state and civil society actors, the demands made against GLOBALGAP moved beyond 
food safety to concerns relating to the marginalization of smaller producers and the inclusiveness of 
its governance and standard setting.  
 
5. Early Institutionalization 
The structures, practices and processes established during a non-state regulatory 
organization’s early years have an enduring quality (Tamm Hallström and Boström 2010, p. 111). As 
Auld observes, ‘early design choices can generate hard-to-overcome inertia shaping subsequent 
developments’ (2014, p. 17). Indeed, ‘depending on their starting points’, transnational business 
governance organizations such as the FSC and MSC have responded to legitimacy demands ‘in 
different ways and with varying effects on actors’ regulatory capabilities and the distribution of power’ 
(Auld, Renckens, and Cashore 2015, p. 118). GLOBALGAP’s early institutionalization conferred power 
upon particular legitimacy communities and crystallized a dominant logic within an organization. As 
such, early institutionalization is crucial for our understanding of how and why GLOBALGAP has 
managed its legitimacy in the way it has.  
5.1. Institutionalization of Power, Internal Cohesion and Shared Commitment 
Membership categories both confer and withhold powers from particular actors. 
GLOBALGAP’s adoption of the supply-chain partnership and three-tiered membership structure 
(retailer, supplier/producer and associate) can be seen as both a process of inclusion and exclusion, 
with implications for the power and roles of particular actors within the organization (Tamm Hallström 
and Boström 2010, Chapter 8). It solidified power within particular constituencies, namely retailers, 
suppliers and large producers.  
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Further, the institutionalization of the supply-chain partnership positioned GLOBALGAP as an 
industry-led organization, and provided internal cohesion and commitment within the organization. 
The central legitimacy communities of the supply-chain partnership were industry actors that shared 
reputational and legal risks and prioritized a logic of control within the organization.  
 In managing its legitimacy, GLOBALGAP strongly resisted attempts to undermine the supply-
chain partnership at its core and left intact the three-tiered membership structure and the resulting 
allocation of power to market actors. In GLOBALGAP’s early years, retailers, producers and suppliers 
kept power within the Steering Committee and the Technical and Standards Committee, and proposed 
to give a weaker consultative role to the Council as a multi-stakeholder body (Tamm Hallström and 
Boström 2010, p. 148). While the development of the Stakeholder Committees more recently within 
the organization represented a trend towards the democratization of GLOBALGAP, they did not 
undermine the supply-chain partnership’s power in the organization’s core decision-making bodies. 
Indeed, the Stakeholder Committees’ terms of reference stated that ‘[t]he relationship to NGOs 
should remain unchanged’ (GLOBALGAP 2012). In addition, although GLOBALGAP’s standard setting 
procedure evolved to enhance transparency, openness and participation, the role of the Sector 
Committees and the supply-chain partnership in setting standards was not undermined. Rather, the 
formalized standard-setting procedure was superimposed upon the existing supply-chain partnership 
model of standard setting.  
 As such, supply-chain actors defended challenges to their power in GLOBALGAP’s key decision 
making bodies (Interview; Bell and Shelman 2009, p. 9). Wider stakeholder involvement was seen as 
a challenge not only to the existing distribution of power within the organization, but also to the 
internal cohesion and commitment that had been built up at the organization’s core, which was 
founded upon the shared reputational and legal risks of GLOBALGAP’s central legitimacy communities 
represented in the supply-chain partnership. One interviewee explained that:  
 
[T]he industry feels that they need to have the responsibility where it belongs. When 
they have financial and legal accountability, they would like to take the decisions, and 
that means that when we talk about whether we have NGOs, civil society or 
government organizations in our decision making roles? No. 
 
Indeed, a civil society representative emphasized that any discussion of broader multi-stakeholder 
participation within GLOBALGAP’s governance was a no-go area’. As Auld and colleagues note in their 
discussion of the FSC, MSC and Fairtrade International (FLO), ‘[t]he participation of more stakeholders 
with varying interests can threaten internal cohesion and established positions of internal dominance’ 
(2015, p. 119).  
The institutionalization of the supply-chain partnership at its core framed GLOBALGAP’s 
response to demands to embed wider stakeholder participation within its governance structure. 
GLOBALGAP has largely resisted legitimacy demands targeted at the power vested in the supply-chain 
partnership, which are seen to challenge not only the current balance of power within the key-decision 
making bodies, but also the internal cohesion and shared commitment that the supply-chain 
partnership provided. The emergence of GLOBALGAP as a retailer-led initiative and the subsequent 
establishment of the supply-chain partnership crystallized the identity of GLOBALGAP as an industry-
led regulatory organization. The creation of three membership categories made a clear statement 
regarding which actors constituted the core and which the periphery of the organization. This 
distinction is reflected in GLOBALGAP’s key decision-making bodies.  
5.2 Protecting the Logic of Control 
Early institutionalization not only confers powers upon particular legitimacy communities, it 
also lays the foundations for the achievement of the organization’s goals and objectives. Reflecting a 
logic of control, one of GLOBALGAP’s founding objectives is a regulatory system based upon a single 
robust standard implemented through third-party verification.  
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 While GLOBALGAP representatives recognized that the standard’s stringency and third-party 
certification costs lie at the heart of critics’ concerns, they have dismissed demands that would 
undermine the core objectives of the organization and its dominant logic of control institutionalized 
in its early years. As I noted above, GLOBALGAP responded to the increased criticisms in relation to 
the cost of implementation for smallholders in a number of ways. Firstly, it continued its cooperation 
with GTZ to develop a smallholder manual to facilitate the implementation of the standard (GTZ 2010). 
Secondly, it engaged in stakeholder consultation in relation to the development of a more effective 
means of group certification (African Observer 2008). While these responses sought to accommodate 
and address concerns relating to the cost of implementation, they did so in a manner that did not 
undermine either GLOBALGAP’s standard or third-party certification, which are two of the core 
features that underpin the organization’s initial and dominant logic of control.  
A GLOBALGAP representative stressed that ‘the value of the reference standard is that it’s the 
same for everybody’ and that GLOBALGAP’s ‘position is obviously that “the standard is the standard” 
and that it wouldn’t be appropriate to have one standard for one part of the world and a standard for 
another’ (PIP/COLEACP 2004, p. 4). In addition, the representative highlighted that the cost of 
certification is determined by the market, and that in ‘a competitive market for certification’ it is up 
to producers to negotiate and ‘shop around’ (ibid). In GLOBALGAP’s strategic manoeuvring around the 
concerns from state, market and civil society actors in relation to the cost of implementation, we can 
observe the importance of a non-state regulator’s goals and dominant logic in determining how they 
manage legitimacy demands (Oliver 1991, pp. 164-7; Pache and Santos 2010, pp. 459-460).  
 
6. Conclusion 
GLOBALGAP’s structures and processes became increasingly complex as it managed its 
legitimacy and responded to legitimacy demands. Indeed, non-state regulatory organizations expand 
‘in all directions: centrally, de-centrally, and horizontally’ as they seek to manage their legitimacy 
(Tamm Hallström and Boström 2010, p. 167). The complexity of a non-state regulatory organization in 
turn reflects the power and underlying logic of that organization.  
Legitimation is an inherently iterative process that drives and shapes transnational business 
governance interactions. A striking feature of GLOBALGAP’s management of legitimacy during its early 
years is how the organization sought to anticipate the legitimacy demands of state and civil society 
actors and to legitimate itself based upon what the actors involved in the organization at that stage 
had learned from previous experience. GLOBALGAP’s inability to anticipate fully and accurately civil 
society and state actors’ legitimacy demands, and to ensure that its responses satisfied the demands 
of market actors, shines through in the discussions above. In responding to these criticisms, 
GLOBALGAP had to engage in the iterative processes of rebuilding, revising and strengthening its 
governance, standard setting and implementation activities in order to gain, maintain and repair its 
legitimacy.  
 Through this iterative process of legitimation, interactions and the anticipation of interactions 
with state, market and civil society actors led GLOBALGAP to enhance the representation and 
participation of structurally weaker parties within the organization and address concerns relating to 
the exclusionary effects of its standards. However, early institutionalization of an organization’s 
structures, practices and processes has a significant impact upon how they manage their legitimacy. 
As I argued above, the enduring nature of early institutionalization shaped how GLOBALGAP 
responded to legitimacy demands from state, market and civil society actors. Significantly, early 
institutionalization tempered the potential for governance interactions to advance democracy, justice 
and fairness within the organization.  
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